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UNITED STATES DISTRICT COURT 
FOR THE DISTRICT OF COLUMBIA 





AMERICAN FEDERATION OF GOVERNMENT 
EMPLOYEES, AFL-CIO, et al . , 

Plaintiffs, 


R. G. FREEMAN, III, 


> 

) Civil Action No. 79-2955 


Defendant. 


OPINION 


filed 

SEPirS 

JAWBStaWOiCterf. 


This is an action under the Administrative Procedure Act, 5 
U.S.C. §§ 551 et seq. and 701 et seq, and the Declaratory Judg- 
ment Act, 28 U.S.C. § 2201, in which plaintiffs, three individual 
federal employees and six labor unions representing such em- 


Ployees, request that the Court declare unlawful regulations 
promulgated by the General Services Administration (GSA) requir - 
in g federal employees to pay for the use of narking spaces in 
facilities controlled by GSA or other federal agenci es. Plain- 
tiffs also request the Court to set aside these regulations, 
enjoin the Adm'nistrator of GSA from charging federal employees 
for parking in federal buildings, and order him to make restitu- 
tion to the employees for monies paid for such parking. 

challenge to the GSA regulations rests on two grounds: 
first,, that plaintiffs ' property interest in free parking was 
taken from them Without due process of law in violation of the 
Fifth Amendment; dhd second, that defendant did not issue the 
regulation in questioi pursuant to legitimate statutory or other 
authority and that the resultant agency actions were therefore 
ri r h i • r a ry a tv7 ca \> j i e i ou § • U 


SSS5 tc r s in 

that parking fees be mi \ " u ^ nce ° f 1 egu.lations by GSA r Pn * ■ 

in this broader^con text ^ the C ° Urt "“1 deal VS 
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This matter is presently before the Court on the govern- 
ment's motion to dismiss on grounds that plain tiffs' complaint 
fails to state a claim upon which relief may be granted and that 
the Court lacks subject matter jurisdiction. Since the govern- 
ment has not shown "beyond doubt that the [plaintiffs] can prove 
no set of facts in support of his claim which would entitle 
[them] to relief,"— 7 the motion to dismiss will be denied. 


I 

On April 5, 1979, President Carter addressed the Nation on 

the severe nature of the nation's energy problems. He announced 
and proposed a number of programs directed towards energy conser- 
vation and reduction of the dependence of the United States upon 
imports of foreign oil. As part of the proposed effort, he 
stated that 

Steps will be taken to eliminate free parking 
for Government employees in order to reduce 
the waste of energy, particularly gasoline, 
in commuting to and from work . 3/ 

Referring to this presidential address, the Office of 
Management and Budget (OMB) issued Circular No. A-118 establish- 
ing a policy of phasing in fees for the use of parking heretofor 
provided for free to federal employees. This Circular was dis- 
tributed in draft form to federal agencies and employee unions 
for comment on April 6, 1979, and it was published in final ver- 
sion on August 17, 1979. 44 Fed. Reg. 48638. Paragraph 9(b) of 

the Circular cites as authority for the establishment of charges 
for parking the Federal Property and Administrative Service Act 
as amended (40 U.S.C. § 490),— ^ and paragraph 10(a) vests 


2/ Conley v. Gibson , 355 U.S. 41, 45-46 (1957). As noted 
infra , the "CouFF fctearly has jurisdiction under 28 U.S.C. 

J 1331(h) . 


3/ Weekly fcortlpliSfeion bf Presidential Documents, April 5, 1979 

p: 81*. 


j-/f rqA°<-o' S C C ' § 490 < 3 > authorizes and directs the Administrator 
or GSA to charge anyone furnished with space at rates to be 
te rnuned in GSA regulations; § 490 (k) authorizes executive aq| n - 
cies other than GSA to charge occupants of space provided by 9 them 
at rates approved by GSA. y em 
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responsibility in GSA for issuing trocjul a t ions implementing tlie 
provisions of this Circular • . . . " 44 Fed. Reg. 48640. 

On September 6, 1979, GSA issued Temporary Regulation D-65, 

prescribing revised policies and procedures for the assignment of 
federal employee parking spaces and the assessment of charges for 
the use of such spaces. 44 Fed. Reg. 53161. The only authority 
cited for the issuance of this regulation is the aforementioned 
0MB Circular. The regulation has since been implemented, and 
this action followed. 


II 

Plaintiffs' first argument is that they possess a property 
interest in free parking that under the due process clause of 
the Constitution this interest may not be abridged without a 
hearing of some kind, and that they were not afforded such hear- 
ing. The government argues in response that the requirement of a 
fee for parking does not deprive federal workers of property 
rights protected by the- Fifth Amendment, and the Court agrees. 

Under Board of Regents v. Roth , 408 U.S. 564, 577 (1972), 

To have a property interest in a benefit, a 
person clearly must have more than an ab- 
stract need or desire for it. He must have 
more than a unilateral expectation of it. He 
must, instead, have a legitimate claim of 
entitlement to it. 

Plaintiffs cannot be deemed to possess a property interest 
in free parking absent some underlying grant giving rise to a 
claim under law. There is no statute providing the underpinning 
to such a grant ddr can plaintiffs point to an existing collec- 
tive bargaining agreement obligating the government to provide 
this benefit to them.—/ 


5/ More specifically'/ plaintiffs contend that free or low-cost 
~p- ;lng const ' " s a ‘'condition of employment” as defined in the 
r V 1 1 ScryK V . Ke ^v «} Act / 5 U . S . C * § 7103(a) (14), with respect to 
which*. tffeySafll . t * ler e£dre has a duty to bargain, and that under 
t h e 1 a f> o r 1 £i $ § a n em #idyer htciy i\6l unilaterally alter the condi- 
tions .pi <8W>±oyment wh gfg ifie 8Hi£>idyees have selected a union to 
represent Vr® nu Froip ttifese pffjftiises, plaintiffs conclude that 

low-cost parking represents the kind of property interest 
that may not be taken from them without due process of law, 

6/ Plaintiffs assert that the government has a duty to bargain 
with plaintiffs before withdrawing the benefit of free or low- 

cost parking from them. However, a duty to bargain over certain 
(Continued) 
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Plaintiffs' sole theory in this regard rests on the claim 
that the government bargained in the past with some groups of 
federal employees regarding parking, and that by virtue of that 
fact parking has become a "condition of employment" which the 
government may not unilaterally change at any time* In that 
regard, plaintiffs rely on a statement in OMB Circular No. A-118 
which specifically exempts from parking charges employees covered 
by such an agreement for the duration of the agreement, in an 
effort to convert that statement into an admission that free 
parking is and has been a negotiable condition of employment 
statutorily protected from unilateral change under 5 U.S.C. 

§ 7103(a) (14), and for that reason is a property interest consti- 
tutionally protected by the Fifth Amendment. 

But the Circular cannot be interpreted so broadly. Actual- 
ly, it appears to be nothing more than an effort to preserve 
existing agreements on parking to the apparently isolated extent 
that parking has been a subject of collective bargaining. But 
merely because free parking has been bargained about in the past 
with respect to some federal employees it has not become a condi- 
tion of employment for all, nor was it converted into a benefit 
that may not be unilaterally changed by the employer at any time 
in the future with respect to these plaintiffs. See Allied 
Chemical Worker s v. Pittsburgh Glass Co. , 404 U.S. 157, 187 
( 1971) . 

The only case cited by plaintiffs in support of their due 
process theory is NLRB v. Katz , 369 U.S. 736 (1962). In that 
case, the Court lit Id that an employer may not unilaterally change 
conditions of employment, which are under negotiation or about 
which the union sough! to negotiate. But plaintiffs do not al- 
lege that fit parking issue's W&re either under negotiation or 
that plaintiffs e seeking to negotiate about them at the time 
that tlie e? ov< “ r nmeKl - Hr -omul gdf'Sd the regulation in question. The 
mere expe ctclt i° n Would continue to offer free 

bene fTti does not impose an obligation to grant those same bene- 
fits., See Fibrob oard Paper Produ cts Corp. v. NLRB, 379 u.K. 9m 
(1964); NLRB v. Wooster Division of Borq-Warner Coro.. c 

342 ( 1958). — <■ — ' 30 u • b • 
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parking to plaintiffs, in absence of any indication that this was 
a matter of negotiation "between these particular parties or was 
contemplated to be so in the future, docs not rise to the magni- 
tude of the expectations or rights recognized by the Supreme 
Court as property interests in Perry v. Sinderman , 408 U.S. 593 
(1972). See P olice A sso ciation v. Department of the Treasury , 
Civil Action No. 78-0236 (D.D.C. May 16, 1980), p. 2. It follows 
that the imposition of parking fees without a hearing did not 
violate plaintiffs' due process rights. 

Ill 

The government has also moved to dismiss on the ground that 
the complaint fails to state a claim upon which relief may be 
granted, and that the Court lacks jurisdiction because there 
clearly was statutory authority for its actions. Upon the pres- 
ent record, at least, those arguments cannot be sustained, for 
two separate reasons. 

It is clear that the paid parking plan was intended to be a 
measure to conserve energy. The President, in his statement of 
April 5, 1979, so stated and the reasons for instituting parking 

charges cited in 0MB Circular A-118, upon which the GSA regula- 
tion in question rested, likewise focus on reduction of energy 
consumption.!/ It is equally clear, however, that neither the 
President, nor OMB, nor the GSA complied with requirements of the 
Energy Policy and Conservation Act, 42 U.S.C. § 6201 et seq . , 
which permits any "energy conservation contingency plan" proposed 
by the President to become effective only after transmittal to 


7/ The Circular states that the 

fehorgy constraints on our nation are already 
ireqdi f ing changes in dr iving patterns . . . . 

Ffeb or low-cost parking biases an employee's 
decision whether to drive alone, carpool or 
Use public transit for commuting. Therefore, 
a basis for charging for the use of parking 
facilities needs to be established which 
is . . . consistent with related policies 

regarding air quality, energy conservation 
and reduced traffic congestion. 

48 Fed. Reg. 48638. 


o ** 
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Congress and approval by a resolution by each House. 42 U.S.C. 

§ 6261. 

Section 6262(a)(1) defines "energy conservation contingency 
plan" as "a plan which imposes reasonable restrictions on the 
public or private use of energy which are necessary to reduce 
energy consumption." A plan to phase in over time the assessment 
of charges for previously free parking space for federal em- 
ployees in order to reduce the consumption of energy would appear 
to fall squarely within this definition. Indeed, other energy 
measures affecting government property and employees such as 
the restrictions placed on thermostat settings in government 
buildings -- have been transmitted to Congress and approved under 
section 6261 before taking effect. 5/ The paid parking plan was 
never transmitted to Congress, and its implementation without 
congressional approval therefore is, on its face, a violation of 
the Act * 

The government argues that compliance with the Act was un- 
necessary because GSA was and is relying on other statutory 
authority, that is, the Federal Property and Administrative 
Service Act, as amended, 40 U.S.C. § 490. Section 490(j) of that 
law provides that 

[t]he Administrator is authorized and 
directed to charge any one _ furnished ser- 
vices, space, quarters, maintenance, repair, 
or other facilities ... at rates to be 
determined by the Administrator from time to 
time and provided for in regulations issued 
■ by him.^/ 

By its terms, the statute would appear to mandate the charging of 
parking fees at all facilities operated by GSA, leaving only the 


8/ The Emerengcy Building Temperature Restrictions were em- 
bodied in Energy Conservation Contingency Plan No. 2, reprinted 
in 125 cong. Red. S. 5135. With exceptions not here relevant, it 
applies to all buildings, including buildings operated by the 
United States or any agency thereof. See sections 2 ( f) - (h) , 

3(a); fhe plan containing the thermostat restrictions was trans 
mit tdd to Cbhgress on March 1, 1979, and approved by Senate 
Resolution 122 Oh May 2, 1979, and by House Resolution 209 on May 

10. 1979. 


9/ Section 490 (k) authorizes any executive agency other than 
~GSA to charge occupants of space it provides at rates approved by 
GSA. Sec P^tw 92-313. The Comptroller General has determined 
that section 490 applies to provision of parking space. See 55 
Comp. Gen. 097 (1976). 
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rates to be charged to the discretion of the Administrator . 12 / 
However, GSA, which is vested with the authority to administer 
the statute, has always interpreted that authority as being dis- 
cretionary. Until it received the OMB directive, that is, for a 
period of seven years since the enactment of the statute, it has 
apparently never imposed parking fees upon users of GSA parking 
spaces, and it can hardly now be heard to argue in support of its 
present action that it violated the law during that entire per- 
iod . 

The contemporaneous interpretation of a statute by the agen 
cy entrusted with its enforcement is of course entitled to great 
weight. Miller v. Youak im , 440 U.S. 125, 144 (1979); Norwegian 

Nitrogen Co. v. United States , 288 U.S. 294, 315 (1933); American 
Horse Protec tion Association v. Department of Interior , 551 F.2d 
432 (D.C. Cir. 1977).— ^ Because of the consistent GSA practice, 

and in the absence of other persuasive indicia of legislative 
purpose, the Court concludes that the statute, properly con- 
strued, does not require the imposition of parking fees but 
authorizes GSA to use its discretion in requiring or not requir- 
ing users to pay for their parking. See Sierra Club v. Tram, 

557 F . 2d 405 (5th Cir. 1977). 

The next question to be considered relates to the basis upon 
which this discretion be exercised. This involves an examination 
of the purpose or purposes underlying section 490, for the ac- 
tions of an agency must, of course, relate, at least in a general 


.10/ The regulations promulgated under section 490 provide that 
~^GSA will charge anyone for space services furnished by GSA (un- 
less exempted by the Administrator of General Services)." 41 
c’f.R. § 101 - 21 . 002(a) . 

11 / she also United States v. Mor ton Salt Co. , 387 U.S. 632 
7X950) and FedMf tU- Trade Commission v. Bunte , 312 U.S. 349, 352 
K i $4 1 j , wh iblThil d that 

juafe «itab.t i «hcd practice may shed light 
on the extent of power conveyed by general 
statutory language, so the want of assertion 
of power by those who presumably would be 
alert to exercise it, is equally significant 
in determining whether such power was actual- 
ly conferred. 
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way, to the purposes of the legislature in authorizing such ac- 
tions .12J 

It is clear beyond any doubt that section 490 had no pur- 
poses other than the achievement of more effective financing of 
congressional ly-author ized public building programs and the 
promotion of more economical use of space by government agen- 
cies. See, for example, the House committee report which states 
that this provision 

would require Government departments and 
agencies to pay user charges for the space 
they occupy in GSA-operated buildings. Such 
user charges would be deposited into the 
buildings fund . . . GSA would be able to use 

the assets of the fund to finance real prop- 
erty management and related activities, which 
include all the various public building pro- 
grams authorized by Congress. 

H.R. Rep. No. 92-989, U.S. Code & Cong. News Ann. 2372 (1972). 
There is not a single word in the legislative history of the Act 
suggesting that Congress meant parking fees to be imposed as 
incentives for the reduction of energy consumption. The use of 
section 490 as a means toward that end represents a radical de- 
parture from the purposes of the Congress in enacting the lav; 
upon which the government places its reliance .A2/ 

To be sure, agencies have on occasion been permitted to 
exercise their otherwise legitimate powers to achieve ends not 
directly and explicitly contemplated by legislative draftsmen. 
See, e . g . , Executive Orders 10479 of August 13, 1953 and 10557 of 
September 3, 1954, which required the inclusion of nondiscrimina- 

tion clauses in government contracts, and which were upheld as 
valid although Title 40 (which regulated the utilization, manage- 
ment and disposal of property by government agencies) and Title 


12 / See E nvi ronment al Defense Fund v. Rucke.lshaus , 439 F . 2 d 584, 
596 (D.C. Cir. 197 FT, holding that "the court has an obligation 
to ensure that the administrative standards conform to the legis- 
lative purpose : I . 

li/ , Jee -Bi r i ciL-JL if . fcSlumbl A Nationa 1 Bank v. District of 

34 § TBTcT Cjljt * 1965J7 where Judge Leventhai, 

°r Lhe Court, stated that a court “may depart from the 
literal meaning of the words [of a statute] when at variance with 
the intention of the legislature as revealed by legislative his- 
tory. 348 F.2d at 810. See also Ste e lwor kers v. Weber, 443 
U.S. 193, 20.1-07 (1979); United Sta tes v. American Trucking 
Association , 310 U.S. 534, 542-43 "( 1940 ) . ' - i 
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41 (which dealt with government contracts and procurement) pro- 
vided no affirmative indication of legislative intent to promote 
the programs represented by these clauses. See, e.g. , Farmer v. 
Philadelphia Electric Company , 329 F.2d 3 (3d Cir. 1964). 

But we are confronted here with more than a congressional 
omission to specify a particular purpose for the exercise of 
executive power. The Congress has unambiguously directed, by way 
of the Energy Policy and Conservation Act, that energy conserva- 
tion plans may not become effective without congressional review 
and approval. In that posture a mere general species of legisla- 
tive authority is unavailing to the government; for the Executive 
may obviously not rely on the broad wording of one law to achieve 
ends expressly foreclosed to it, or permitted to it ony under 
specified conditions, by another, more specific statutory direc- 
tive. See Cas taneda-Gonza lez v. Immigra t ion and Naturalization 
Service , 564 F.2d 417, 423 (D.C. Cir. 1977) (reiterating the 
"frequently applied maxim of statutory construction that a spe- 
cific provision prevails over a more general one") The law man- 
dates that presidential energy conservation plans may become 
effective only upon scrutiny and approval by the Congress, and 
the Court would not be justified in allowing the Executive to 
avoid the accountability to the legislative branch this statutory 
provision envisions. 

On that basis alone, it appears that plaintiffs have suf- 
ficiently alleged a claim of lack of lawful authority sufficient 
to survive a motion to dismiss. 


IV 

Reference hafs been made herein to "the government" and to 
the Executive Ft dh. u as a single entity. However, in reality 

thib case ch * -■* tnrec distinct entities within that Branch, 

, , . c fteren t power r ^ . , ... . 

* '- d responsibilities over the administra- 

tiorl of federal atid its programs -- and these do 

necessarily overlap, nor can they bo simply cumulated. 

The President, of course, is the head of the Executive 
Branch, and in that capacity he has great powers with respect to 
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its management . See, c . g . , 5 U.S.C. § 901(d) (Presidential power 
with respect to executive reorganization). On that basis, an 
Executive Order, if issued pursuant to legitimate Presidential 
authority, would be accorded the force and effect given to a 
statute enacted by Congress. Association for Women in Scien ce v. 
Califano , 566 F.2d 339, 344 (D.C. Cir. 1977). 21 / 

The Court need not decide here whether the President could 
have achieved some or all of the objectives of the parking fee 
measure by Executive Order for no such Order was ever issued. 
Insofar as the present record shows, the President made a public 
speech, in which he announced his intention to impose certain 
energy conservation measures -- and that is all he did, in regard 
to the subject under consideration in this case. 22/ This is an 
insufficient basis for the exercise of lawful authority by 
executive agencies. 

The second entity involved t the Office of Management and 
Budget, was established by Reorganization Plan No. 2 of 1970, 84 
Stat. 2085, as the successor to the Bureau of Budget. Its powers 
and responsibilities are detailed in 31 U.S.C. §§ 1-31. None of 
these relates directly to energy conservation, and, more signifi- 
cantly, none of them provides that 0MB may exercise the discre- 
tion granted to GSA by 40 U.S.C. % 490._ And nothing in the 
statute suggests that the Office is vested either with the 
authority to direct GSA to charge federal employees for parking 
or with the power to charge for parking itself. 

^t>r can the problem of OMB* s authority be resolved by reli- 
ance on Presidential power. Reorganization Plan No. 2 states 
that OMB "shall perform such functions as the President may from 
time to time delegate or assign thereto," but, as stated, the 


1 1 4 s to however, that an Executive Order cannot 

i^lissnsi tssasz. sso 

and^feder^ 1 ^hority. to act with regard ’ to ener£ consfr^ion 
and federal employees without issuing an fLxacutjv^ jQrjder 
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President does not seem to have formally delegated authority to 
OMB with respect to the subject matter of this action. 16/ 

GSA, the third entity here involved, purported to exercise 
discretion vested in it, as noted above, by a law having one 
purpose in order to achieve a wholly different purpose, apparent- 
ly solely because it was directed to do so by OMB. That, of 
course, is not an exercise of discretion at all. I U 

For the reasons stated, the government's motion to dismiss 
will be denied.!®/ Plaintiffs have not thus far made a request 
for judgment. If and when such a request is made, the government 
will have an opportunity to attempt to demonstrate that, for 
reasons not apparent at this juncture, such judgment should not 
be entered. 








Harold H. Greene 

United States District Judge 


Dated: September 25, 1980 


16/ t The Court need not and does not decide whether the 
President, as head of the Executive Branch, would have the power 
to direct GSA with respect to a matter entrusted to its discre- 
tion by statute. 


UJ doubtful, and the government has cited no authority 

for the proposition that the powers of the three entities here 
involved, each insufficient alone as exercised, can be aggregated 
to r. chi eve the particular purpose sought. It is not necessary "to 
dec de thi~ issue at this time, hov/ever, since only a motion to 
dismiss is now pending* 

!$/ Tne goverriffi^nt also Contends that plaintiffs have not estab- 
lished a . fbr subject matter jurisdiction before this 
Court. -;PiaUit:i^fs hay^ alleged as grounds for jurisdiction 28 
r l !‘ f:£: I ; £ tdU .Declaratory Judgment Act), and 5 

l utes an i Act) * Neither const!- 

IfSPff 'ZZ’LilS Cir r ' 

or treaties of the United States," and jurisdiction tw' / aWS ' 
properly lies under 28 U.S.C. § 1331(a) WriaX r * 

Federal Practice and Procedure, Vol. 12,' § 3 5 1 2 ^ p 411 (I 975 ). 
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